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Over the last four decades, communities in developing countries
have gained increasing rights to use the forests in their own territories,
but this does not necessarily mean that they have been able to beneﬁt
fully from the forest resources (Thoms, 2008; Mustalahti and Lund,
2009; Oyono et al., 2012; Jagger et al., 2014; Chomba et al., 2015). In
fact, there have been heavy restrictions on how communities can use
their forests and there has been a continuing struggle for more rights
and a higher share of the beneﬁts, which to some extent continues up
to today (Larson and Ribot, 2007; Poteete and Ribot, 2011; Green and
Lund, 2015; Scheba and Mustalahti, 2015). In Mexico, opinions on the
extent towhich communities should have control and autonomy in for-
est management remain contested. There is on-going tension between
proponents of central control versus community control, which to
some extent also reﬂects the underlying dilemma between manage-
ment for conservation and management for production. Various
means have been used by policy makers to justify centralization, for ex-
ample Ojha (2006) argues that the processes of scientisation create a
‘techno-bureaucratic doxa’ that makes the democratic control of forest. This is an open access article underresources by citizens difﬁcult. Similar arguments relating to de-
politicisation and anti-politics (Ferguson, 1990) have also been raised
by scholars of international development studying the governance of
natural resources (see for example Goldman, 2003; Kothari, 2005;
Wilson et al., 2006; Scheba and Mustalahti, 2015).
In this context it is interesting to note that international cooperation
in the forestry sector inMexico has sometimes had the explicit objective
of strengthening communities and allowing themmore space for nego-
tiation with government, as in the case of German cooperation with the
Plan Piloto in Quintana Roo (Galletti, 1999), and in the case of a self-
management tool designed for forest owners (‘System of Conservation
and Forest Development’, SICODESI), in theMexico-Finland cooperation
program 1982 to 1994.
However, international cooperation can also inﬂuence forest policy
in a more general sense. Indeed, this is often a hidden motive behind
donor ﬁnance for development interventions (Bernstein and Cashore,
2012; McEwan and Mawdsley, 2012; Böcher, 2012). The aim of this
paper is highlight how Mexican-Finnish cooperation supported major
shifts in Mexican national forest policy, by identifying the policy chang-
es and relating these to the strategy taken by the program. In
this respect, it tries to explain the two way effects of Mexican-Finnish
bi-lateral cooperation and, in particular, its inﬂuence on Mexican com-
munity forest policy. In the following, we ﬁrst describe the historical
context and analytical framework, then methods used, before outliningthe CC BY-NC-ND license (http://creativecommons.org/licenses/by-nc-nd/4.0/).
1 DOF 1982. Manual del funcionamiento del Comité Planiﬁcador de Desmontes del Sec-
tor Agropecuario y Forestal. Accessed from: http://dof.gob.mx/nota_detalle.php?codigo=
4734350&fecha=20/05/1982
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ent our conclusions.
2. Historical context and analytical framework
Currently 51% of the national territory is under social tenure and
around 5% is held by national government (in the form of conservation
areas and nature reserves). Around 55–60% of the forest falls within the
legally deﬁned communally managed territories (Madrid et al., 2009).
Forest tenure was strongly impacted by the ﬁrst land repartition
under President Lazaro Cardenas (1934–1940), in which the govern-
ment not only created ejidos (agrarian nuclei with communal owner-
ship of land) for the landless, but also supported the restitution of
their original communal lands to indigenous groups in the form of
comunidades indigenas (CIs) (Escárcega, 1990). While this resulted in
an increase in social tenure of forests (Merino and Segura, 2004),
Cedeño and Pérez (2005) note that in many cases there was no space
for the participation of the rural communities in any forestry activities;
instead, a forest bureaucracy was established which controlled forest
activity for several decades. In contrast, Boyer and Wakild (2012)
point out that Cárdenas' socially progressive views were in principle
not intended to support the imposition of forest bureaucracy; rather,
the idea was to sustain Mexican development by taking into account
the ecological function of nature, and tomanage this though rural orga-
nizations under the direction of experts. Boyer and Wakild (2012) de-
scribe Cardenas´ concept in this regard as “social landscaping”, a
similar approach to the “social production” model which, as we will
show, was applied forty years later.
However, the social policy scheme implemented by Cardenas was
impossible to maintain in the long run without the participation of the
private sector, favouring concessions schemes in later periods
(Cárdenas, 1993). Private and parastatal companies were promoted
under a government centralization scheme; the objective was to en-
hance productivity, leaving the communities without an active role in
forest management, as was demonstrated in the forestry law of 1942.
It clearly deﬁned concepts related to forest activity and introduced In-
dustrial Units for Forest Exploitation (UIEF, Unidades Industriales de
Explotación Forestal), whose aim was increase productivity of logging
by private or parastatal companies.
Although the concessionsweremainlywithin the territories of ejidos
and CIs, the owners of these forests were not involved in anyway in de-
cisionmaking ormanagement. By the 1960s forest communities started
struggles all over the country, particularly in Chihuahua, Durango and
Oaxaca (Merino and Segura, 2004), in the State of Mexico (Raufﬂet,
2005) and in Guerrero (Quintero, 2010). By this time, some communi-
ties had started to switch their demands, which had initially been for
a greater share of the returns, to real self-control of their forests, and
the overthrowof control by the concessions (Merino and Segura, 2004).
The ﬁrst efforts towards social control of forest were made in the
1970s by the General Directorate of Forest Development (DGDF) of
the Agriculture and Water Resources Secretariat (López-Arsola, 2004).
The DGDF developed the concept of “socio-producción” (social produc-
tion), which aimed at the creation of community forest entrepreneurs.
Under this scheme several community enterprises were initiated,
some of which were part of a plan which also involved parastatals or
private concessions; for example, this department promoted the
Union of Ejidos and Communities of Oaxaca (UCEFO), which was
made up of communities that subsequently had an important role in de-
veloping forestry management, for example San Pedro el Alto, Pueblos
Mancomunados, La Trinidad and Santa Catarina Ixtepeji (López-Arsola,
2004).
In this period, there was no coordination between national and state
level planning in most sectors; this only began to change in 1980 with
the so-called Global Development Plan. In forestry, the plan focused
only on reforestation and employment, not on the planning or develop-
ment of forest industry. But alongside the question of how timberwas tobe exploited, forests in Mexico were heavily under threat due to the
Programa Nacional de Desmonte (National Forest Clearance Program)
(González, 1978), whichwas intended to clear forests for the expansion
of large-scale, mechanized agriculture. There were huge losses in forest
cover dating from these times and extending into the early 1980s, de-
spite the fact that by the end of the 1970s a Planning Commission was
set up to try to regulate the land use change.1 The struggles of commu-
nities, the efforts of forest organizations and the Global Development
Plan were all in conﬂict with the many government agencies that still
supported the concessions and the hegemony of the associated techni-
cal services. However, together these struggleswere the basis for the re-
voking of the renewal of the concessions, which occurred eventually in
1982. What started as a general struggle in governance ﬁnished with
the enactment of a new forest law in 1986,whichwas known as the “so-
cial forest law” (Bray and Merino, 2004; López-Arsola, 2004). Interna-
tional forestry cooperation had an important inﬂuence via the
organization of the 9thWorld Forestry Congress in 1985. This was orga-
nized around the theme “Forestry in the Integral Development of Soci-
ety”, following a growing trend of concern for the social implications
of forestry. As a result of the Congress, a strategy of donor assistance
both technical and ﬁnancial was initiated. In México, two donor coun-
tries developed cooperation programs: Germany via GTZ and Finland
via FINNIDA. The case of German support via GTZ for the ‘Plan Piloto’
in Quintana Roo is much better documented and consequently better
known in Mexico (Armijo et al., 2010). Its principal goals were to
strength forest management at the community level by creating
supra-ejidal organizations that could negotiate with government and
support community-level enterprises. On the other hand, as we will
show in what follows, the cooperation programs of Finland had differ-
ent goals and took quite a different course.
Our analytical framework is based on Bernstein and Cashore (2012).
They identify four pathways by which domestic policy may be inﬂu-
enced from outside by global forces (Table 1). This framework was for
example used recently by Rahman et al. (2016) to assess the inﬂuence
of donor interventions on forest policy in Bangladesh. Although one
can see similar inﬂuences in Mexico related to international norms and
discourses on forest policy (the so-called second pathway in Bernstein
and Cashore, 2012), the case in question, as we will show in Section 5,
mostly reﬂects the fourth pathway (direct access to domestic policy mak-
ing). Associatedwith this fourth pathway, we have selected four core el-
ements based on the Bernstein and Cashore (2012) article: 1) Inﬂuence
can operate through the provision of ﬁnancial resources to assist existing
civil society organizations or to help create new organizations; 2) Direct
inﬂuence on the domestic policy process can result from international
efforts to build learning fora and training about how to produce improved
environmental, social and economic performance ‘on the ground’; 3)
Policy learning is likely to have inﬂuencewhen it addresses speciﬁc ques-
tions that improve particular practices (e.g. forestmanagement practices)
rather than larger issues, such as economic demands to convert natural
forests to plantations; and 4) Interventions aimed to help governments
enforce or implement their own laws are more likely to succeed than at-
tempts to directly inﬂuence the passing of new legislation. These four
core elements provide us with the analytical frame to understand how
Mexican-Finnish cooperation supportedmajor shifts inMexican nation-
al forest policy.
3. Methodology
Our methodological starting point is based on Koponen and
Mustalahti (2011); they acknowledge that it is impossible to measure
the exact contributions of each causal factor but it is still possible to con-
duct an informed discussion of these factors by relating them to their
2 The communication was started by the Mexican Association of Technicians in Cellu-
lose and Paper Industry, as shown in the letters from their member of the library commit-
tee of this association. Source: Archive of Ministry of Foreign Affairs of Finland.
3 The main promotor of this was the subdirector of research and development of the
Forestal Vicente Guerrero. In the correspondence the subdirector explained the intention
of sharing information on technology, followedby the visit of the Thomesto representative
to the ofﬁces of Vicente Guerrero. Source: Archive of Ministry of Foreign Affairs of Finland.
Table 1
Bernstein and Cashore's ‘Pathways of Inﬂuence’ propositions.
Pathway Propositions
International rules 1(a) International agreements inﬂuence domestic
policy to the extent that they create binding
obligations on states through international law.
1(b) Transnational and/or domestic coalitions for
change can activate rules in cases of
non-compliance
1(c) For countries dependent on trade or foreign
capital under conditions of increasing
globalization, fear of losing market share and
investor conﬁdence acts as an added incentive to
comply with international rules
1(d) Agreements on international rules with
strong compliance mechanisms are more likely
when such agreements reﬂect rules or processes
already under way domestically owing to
interaction with other pathways.
International norms and
discourse
2(a) Norms agreed in the international fora and
promoted by powerful or inﬂuential organizations
inﬂuence the direction of policy change when
governments or ﬁrms face external pressures to
change policies.
2(b) Strategies for change based on international
norms and discourse depend on the moral
vulnerability of the target state or ﬁrm (i.e. how
sensitive it, or its brand, is to challenges to its
international reputation).
2(c) Success depends on resonance with domestic
ideology, culture and broader policy goals, not on
targeting particular actors or domestic policy
networks.
2(d) The importance of learning networks
suggests success along this pathway is more
probable when the fourth pathway (direct access)
is also travelled.
Markets 3(a) Relative dependence on foreign markets and
the success of transnational actors in persuading
consumers to exercise preferences are key
determinants of policy inﬂuence.
3(b) Boycott strategies give the appearance of
short-term success, but long-term efforts require
more enduring forms of non-state authority, such
as certiﬁcation.
3(c) Use of market mechanisms is more likely to
produce policy change when combined with
elements of other pathways, especially when
institutions are able to generate their own
legitimate authority, as in the case of some
third-party certiﬁcation systems.
Direct access to domestic
policy-making processes
4(a) Inﬂuence can operate through the provision
of ﬁnancial resources to assist existing civil society
organizations or to help create new organizations.
4(b) Direct inﬂuence on the domestic policy
process can result from international efforts to
build learning fora and training about how to
produce improved environmental, social and
economic performance ‘on the ground’.
4(c) Policy learning is likely to have inﬂuence
when it addresses speciﬁc questions that improve
particular practices rather than larger issues.
4(d) Interventions aimed to help governments
enforce or implement their own laws are more
likely to succeed than attempts to directly
inﬂuence the passing of new legislation.
Based on Bernstein and Cashore (2012).
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pacts; effects are considered as “things that can be envisioned before-
hand, and which can easily be traced to determine whether they were
produced or not” (Koponen and Mustalahti, 2011:9) and impacts
“emerge only in the longer run as indirect consequences-of any inter-
vention-” and “can be seen unfolding from the ﬁrst day a particular in-
tervention is conceived” (Koponen and Mustalahti, 2011:9).This type of context-speciﬁc impact study (Koponen and Mustalahti,
2011:10; Folke, 2001;Roche, 1999)doesnot take interventions as a starting
point because these do not take place in vacuum. Only after understanding
changes inMexican society and the history of the forest policy, is it possible
to ﬁgure out the contribution of the Finnish-Mexican cooperation.
Hence the analysis was carried out iny three steps: 1) collecting historical
data in Mexico and from the archive of Ministry of Foreign Affairs of Fin-
land; 2) interviews with Finnish and Mexican forestry experts involved in
the cooperation interventions and 3) the validating by contrasting sources.
In 2013–2014, an extensive review of existing scientiﬁc and grey lit-
erature, including policy documents, brieﬁng notes and policy updates
was conducted. This literature review provided important information,
which was then used for understanding the historical context and for-
mulating research questions. In 2014, four Finnish forestry experts
were identiﬁed and interviewed. All these four key informants had
been involved in different ways in the Mexican-Finnish cooperation.
These in-depth interviews were carried out in Finland, and provided
more speciﬁc and relevant data for this paper. They also provided
more documents and reports which were not available in the archives
and this information allowed the identiﬁcation of speciﬁc activities.
In 2015, the data collection continued inMexico through face to face
interviews with threeMexican forest ofﬁcers whowere involved at dif-
ferent periods in the Mexican-Finnish cooperation. These in-depth in-
terviews were recorded and analyzed as validating material for the
sometimes contrasting sources derived from archives and interview
material collected in Finland. The ﬁnal step in data collection was a
visit in 2015 to the forest areas of the San Pedro el Alto community. Dur-
ing the ﬁeld visit we carried out in-depth interviewswith six communi-
ty members directly involved in community forest. This validating
material from community level enabled us to understand the forest gov-
ernance process ‘on the ground’ and to connect the historical archive
material with the processes at community level.
This multi-level approach allowed the comparison of archival mate-
rial with memories and opinions of key informants and community
members to generate a more detailed view of the most important
events that inﬂuenced in the Mexican-Finnish cooperation. Finally, the
discussion considers whether relevant changes in Mexican forest policy
should be considered as effects or impacts of the cooperation.
4. The Mexican-Finnish cooperation process, and the development
of forestry in Mexico
4.1. First efforts in cooperation: Direct inﬂuence and ﬁnancing of forestry
development and management planning in Guerrero State
First contacts in the bilateral cooperation in the forestry sector be-
tweenMexico and Finlandweremade in the 1960s, when a Finnish for-
estry expert was involved in the development of Mexico's National
Forest Inventory on behalf of UNDP (Hummel, 2001:106). A few years
later, Finnish-Mexican bilateral cooperation in forest industry issues
was initiated with the objective of sharing knowledge and technology
in forest industry.2 There followed an Economic, Industrial and Techni-
cal Cooperation Agreement in 1975, which stimulated cooperation be-
tween postgraduate scholars at the autonomous Chapingo University
with Finnish scholars in silviculture and forest management, as well as
technical cooperation in forestry. In 1978, the agreement allowed Finn-
ish funds for the technical support by the Finnish company Thomesto to
the Mexican parastatal Forestal Vicente Guerrero, with the objective of
preparing pre-feasibility studies for priority industrial projects.3 These
5 It should be noted that this is not the same organization as the CONAFOR which was
created in 2000 but a forerunner of the same name.
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ample veneer, parquet and prefabricated houses.
Finnish support continued with the agreement “Forestry and Forest
Industries Development Plan in the State of Guerrero”, which was
signed in 1982. This was one of the biggest cooperation projects of the
Finnish government at that time (University of Helsinki, 1982). The
main objective was to promote the development of poor areas of Guer-
rero, still one of the poorest states in Mexico, in cooperation with the
Mexican government. Mexican foresters were keen to learn from Finn-
ish experience in forest industry, and the consulting company Jakko
Pöyry was designated to carry out the project, supporting attempts to
develop forestry industries in the state of Guerrero based on timber pro-
duced by ejidos.
The aimwas “[…] to study various combinations of economic forest-
ry activity at different levels of intensity and participation”. The ambi-
tious goals of industrialization in the Plan, however, faced several
challenges in establishing forest industry in Guerrero State, including
1) the lack of data on forest resources, 2) the lack of technology for
exploiting the secondary forests and diversifying production, 3) the
need to establish forest plantations to increase the industrial input of
pulp, (4) the need to improve forest roads, andﬁnally (5) the need to in-
clude environmental protection. As the Final Report of the Plan men-
tioned, “no comprehensive national development plan of forestry and
forest industries exists as yet and therefore a framework study was
deemed necessary to put development in Guerrero into perspective”.
Despite these limitations, the Plan, as mentioned in its ﬁnal report4,
was supposed to integrate with the National Development Plan of
1983–1988, and to support the development of rural communities by
satisfying the basic needs of population, generating employment, im-
proving the distribution of income and decentralizing economic and so-
cial activities. This was instigated by the World Bank which was
ﬁnancing the implementation of the Plan.
A parallel project was the community forest management plan car-
ried out by 13 Finnish bachelor's students at the ejido “Las Compuertas”
in Guerrero state as a pilot for exploring organizational potential at this
level. It resulted in positive social integration that allowed the ejido to
operate its own sawmill (provided by the Finnish company Kara). Ac-
cording to the key expert interviewed, this generated capital that
allowed the construction of an aqueduct to the town. However, these
activities could not be sustained in the long term and there is no evi-
dence of later forestry development in this ejido.
It should be noted that University of Helsinki facilitated the project
and that the knowledge of Finnish experts was rooted in the common
practice of forestry in Finland, where individual forest owners had for
centuries worked in groups or cooperatives to increase their productive
efﬁciency, supported by the Finnish government in a variety of ways.
Management practices that involved forest owners were therefore
seen by Finnish professionals as a natural form for the management of
forests. Finnish personnel were beginning to think along signiﬁcantly
new lines as regards forest industry in Mexico, and developing the
idea of a system which would be managed by the forest owners, in
other words building on the ideas developed in Las Compuertas. This
idea was particularly relevant as it came at the time when the struggle
against concessions needed a legal basis under which the owners
could organize their own forest management, and overturn the hege-
mony of forest technicians in forest planning. The Guerrero project
was envisaged not only as an impulse to Mexican forest industry, but
also as a useful learning experience for the Finnish in understanding
the overall situation in México, and it was the starting point for the
next, much more ambitious project which was designed to strengthen
forestry planning and development.4 Forestry and Forest Industries Development Plan in the State of Guerrero, Final Report
(1985). Source: Archive of Ministry of Foreign Affairs, Helsinki.4.2. The Mexican government and the implementation of the social forestry
law of 1986: An effect of the ﬁrst phase of Mexican-Finnish cooperation
As was explained above, during the period when the Guerrero pro-
ject was implemented, amajor struggle between concessions and forest
communities was on-going throughout the country. By the time the
project ﬁnished, a radical change in national forestry administration oc-
curred, as evidenced by the forestry law of 1986 that completely
changed the policy based on Industrial Units for Forest Exploitation,
with the aim of providing control to the forest owners or local forestry
organizations. This implied the dismantling of parastatals such as For-
estal Vicente Guerrero, and the assignation of their resources to peasant
organizations, as well as the partial liberalization of the forest technical
services (DOF, May 30, 1986b).
However, despitewhat appeared to be amove towards decentraliza-
tion, the role of the federal governmentwas in fact increased as result of
the concomitant abolition of the states' forestry commissions, and the
direct intervention of federal ofﬁces in local forestry affairs, as stipulated
in the new law (DOF, May 30, 1986b). A National Forestry Commission
(CONAFOR)5 was created, with a council of permanent members from
the Secretariat of Agriculture and Water Resources, the Secretariat of
Urban Development and Ecology, the Secretariat of Agrarian Reform,
the Governors of relevant states and, where appropriate, the represen-
tatives of parastatals (DOF, February 6, 1986a). Two principal objectives
of this Commission were to develop an integrated National Forest and
Rainforest Program (PRONABOSE), and to develop a plan in which
parastatals no longer needed ﬁscal support from the government
(DOF, September 8, 1986c).
Mexico and Finland continued the cooperation through the signing
of an agreement for strengthening forestry planning and development
in Mexico (1987–1990). Forest experts from Finland and Mexico,
some of whom had been involved in the prior project, participated
and formulated ﬁve subprojects. Those were 1) Sectoral planning, 2) In-
tegrated forestmanagement, 3) Forest plantations 4) Preparation of for-
estry and forest industry projects and 5) Forestry training and
education.6
According to progress reports of the project, different strategies
were tried in an attempt to solve the immediate problems of: ﬁrst, ac-
quiring enough data, by the planning of a national forest inventory
and by the training Mexican technicians in remote sensing; second, by
capacity development of personnel in forest industries and the provi-
sion of a system for planning integrated forestry management and for-
est plantations; and thirdly, by the elaboration of government forestry
plans at national and state level. This scheme was the starting point of
a hierarchical system of planning in which both Mexicans and Finnish
personnel participated, although as this reportmentions: “The coopera-
tionwasmadewithout permanent Finnish personnel inMexico, and the
project was implemented through the cooperation and sharing of com-
mitments between Mexico and Finland”.7 Based on CONAFOR docu-
ments and interviews of experts in Finland and in Mexico, the
Mexico-Finland cooperation in this phase improved understanding on,
and skills in, various aspects of sustainable forest management among
about 2500 Mexican professionals and stakeholders ranging from
farmers and workers to technical and professional level specialists,
and political decision-makers at state and national levels. It also im-
proved the skills of about 100 Finnish professionals who participated
in the program activities.6 Final report of the Strengthening Forestry Planning and Development in Mexico, Pro-
ject Phase 1, University of Helsinki, 1991. Source: Archive of Ministry of Foreign Affairs,
Helsinki.
7 Evaluation of the Strengthening Forestry Planning and Development in Mexico, Pro-
ject Phase 1, made by CEDEFOR, 1990. Source: Archive of Ministry of Foreign Affairs,
Helsinki.
9 Letter of the head of the General Direction of Forestry Protection, in January of 1990.
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for San Pedro el Alto
In Mexico, the forest policy was two-faced. On the one hand,
CONAFOR was supposed to promote a national forest vision in which
parastatals and private concessionaires could continue, with the aim
of developing big forestry projects. On the other hand, in respecting
the law of 1986, and with increasing social pressure and new groups
of social technicians, there was a push for more freedom for community
forest management. In this divided context, Finnish support was direct-
ed to developing an integrated forestry perspective with the long term
objective of promoting locally run, intensive forest management for
production of multi-purpose timber while at the same time supporting
large scale forest industries according to the new legislative framework.
Twomain activities were conducted to achieve the objective of the sec-
toral planning subproject. Firstly, a strategy for the National Forest In-
ventory was developed, using remote sensing techniques which
involved two Mexican technicians trained in Finland, complemented
by the work of Finnish technicians in ﬁeld. Secondly, sectoral planning
at national and state level was supported by preparing forest indicators
for the long and the short term, followed by implementation and train-
ing at state forest programs level; this allowedplanning of forest activity
in terms of scenarios based on indicators.
However, the national priority as regards inventory and sectoral
planning strategies at that time was the National Forestry and Jungle
Program (PRONABOSE). This meant that the main lines in the Mexican
agendawere often different from the goals posed in the Finnish cooper-
ation program, despite the fact that Mexican foresters, both federal and
state, were involved. For instance, some activities in the National Forest
Inventory were heavily delayed as a result of political conﬂicts in Mex-
ico. Moreover, the lack of clear priorities for obtaining, formulating and
using forest statistics on the Mexican side and the belief of Finnish staff
that their statistical system was suitable for Mexico, resulted in
unattained objectives.
However, the Finnish experts interviewed in connection with this
study highlighted the point that the purpose was not to impose a Finn-
ish system to Mexico but to use it as an example to show how a system
could be designed, since it was clear from the outset that the Mexican
systemwould need to be built to accommodate national circumstances.
By late 1989, the ﬁrst two sub-projects together succeeded in obtaining
sufﬁcient data for setting up a pilot project that united local forest man-
agement and national forest inventory goals in Oaxaca State. The exis-
tence of well-organized forest communities in Oaxaca allowed the
proposal of subprojects through UCEFO's contacts. However, only San
Pedro el Alto decided to adopt sub-project activities; these weremainly
related to improved management by the forest owners following the
idea of integrated forest management, as envisaged by the forestry
law of 1986.
As a result, a planning system called “Conservation anddevelopment
forestry system” (SICODESI)8was envisaged. It consisted of a computing
system based on the growthmodel trends of the San Pedro el Alto forest
under different management scenarios. The objective was to generate a
planning model that could be applied in different forest conditions all
over Mexico, and workshops to promote SICODESI were held in Jalisco,
Veracruz, Tlaxcala and Durango. At the same time it became evident
duringmeetings andworkshops that there was also interest on the eco-
nomic evaluation of forestry projects and in courses on forest plantation
project preparation. As a result, such courses were developed by Mexi-
can and Finnish specialists and became the main strategic points in the
second phase.
According to the formal evaluation of the ﬁrst phase of the project
more work was still needed to obtain basic forestry data in Mexico,
even though it praised the achievements and the efforts made to8 Sistema de Conservación y Desarrollo Silvícola known as SICODESI was the ﬁrst deci-
sion support system for forestry management in México (Moreno-Sánchez and Torres-
Rojo, 2010).consolidate amethodology for planning at state level. As regards planta-
tions, the evaluation recommended basic research on forest species and
nursery techniques in coordination with Mexican forest research insti-
tutes. The goal, according to the evaluation report, was to plan a national
plantation program which would operate at commercial scale, with a
view to supplying pulp and timber to industries as was already occur-
ring in Brazil, Chile and Colombia much more successfully than in
Mexico.4.2.2. Forest plantations and forest industry in Oaxaca versus international
policy
On the plantation issue, the government started the National Refores-
tation Program (PRONARE) in 1989 with the objective of increasing the
forested area through participation of rural communities, as stipulated
the National Development Plan of 1988. However, PRONARE had techni-
cal and budget limitations that hindered the development of this forest
activity. In consequence, activities focused on increasing the number of
trees planted without considering how this would relate to real rural de-
velopment (Cervantes et al., 2008). The ﬁnal project report of the ﬁrst
phase mentioned that, in discussions with PRONARE, “the Mexican gov-
ernment took reforestation as a political priority with ambitious goals”,
but that thiswas not an effective strategy for promoting the development
of forest industries. For instance, Finnish cooperation in PRONARE was
limited to management of germplasm, development of nurseries and
elaborating strategies for the ﬁnancing of forestry plantations9 as fully
commercial activities. At the same time, however, a program called Com-
mercial Plantation Development Program (PRODEPLAN) was developed
by a Mexican working as part of the Finnish cooperation, and this pro-
gram is still in operation today. This program was much more closely
tied to local needs than PRONARE was. In short, these two strategies
followed separate paths, based on different goals for the plantations.
Meanwhile, in parallel but outside PRONARE, the third Mexican-
Finnish cooperation subproject ‘forest plantations’was being developed
with the objective of increasing pulp production. In states such as Jalis-
co, Chihuahua and Guerrero, pulp productionwas based on rawmateri-
al from natural forests, but in others such as Oaxaca and Michoacán,
plantations were started with the support of parastatals or by state for-
estry administrations. ThusMexican-Finnish cooperationwork in terms
of forest plantations thus concentrated on selected states as pilots, par-
ticularly in Guerrero and Oaxaca where it was designed to complement
Finnish support to forest industries. In Oaxaca, the forest plantations
established by the parastatal Tuxtepec Paper Mills (FAPATUX)10 were
analyzed by Finnish expertswho found deﬁciencies in seeds and planta-
tion management. In Guerrero, as we have already noted, Finnish com-
pany Kara, was supportive in providing a pilot small-scale sawmill and
training as part of the integrated forestry management scheme in Las
Compuertas.
A further agreement on technical cooperation in forestry between
Mexico and Finland was signed in 1988. The University of Helsinki
was only marginally engaged in Guerrero by this time, while in Oaxaca,
it focused on the development of the forest management planning sys-
tem and improving the management of the existing La Sabana pine
plantation forests. The agreement explains what was needed for forest-
ry development, based on experience obtained in the previous project
in Guerrero and on one involving FAPATUX, which had become the
most important of the parastatal cellulose companies in Oaxaca, procur-
ing its raw material largely from La Sabana pine plantations.
As is indicated in the project's terms of reference,11 the FAPATUX
case reﬂected inability to supply sufﬁcient pulp to the industry as aSource: Archive of Ministry of Foreign Affairs, Helsinki.
10 FAPATUX Fabricas de Papel Tuxtepec in Spanish.
11 Terms of reference of the Forestry Development of the Guerrero and Oaxaca States.
CONAFOR-Universidad de Helsinki, 1988. Source: Archive of Ministry of Foreign Affairs,
Helsinki.
13 Objectives by the President Carlos Salinas deGortari, 1st of November 1989. Accessed:
http://www.biblioteca.tv/artman2/publish/1989_66/Mensaje_del_Primer_informe_de_
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of sectoral support. It is important to emphasize that following the
project's terms of reference, the ejido organizations played a major
role in supplying wood for pulp at this time and their experiences in
this regard were considered successful. Nonetheless, the proposal
faced problemsbecause differences of opinion arose between the essen-
tially production-oriented stance of Jaakko Pöyry, the primary Finnish
company involved, and the conservationist-oriented stance of an indi-
vidual contracted as a consultant for advice, by the same company.
The archive material from Ministry for Foreign Affairs of Finland
shows very strongly recommendations for a fundamental change in
Jaakko Pöyry's planning. Jaakko Pöyry's work was supposedly indepen-
dent and not supported by the bilateral cooperation. In particular, the
conservationist-oriented consultant was worried about the proposal to
construct roads in unlogged forest and he also had doubts about improv-
ing efﬁciency in wood processing by building larger scale plants. The re-
sponse from FINNIDA12 was that the bilateral cooperation did not focus
on new roads but on the rehabilitation of old forest roads, and on devel-
oping small scale wood industries, arguing that this would promote in-
creased local participation and the local value of forests. Moreover,
according to FINNIDA, the bilateral cooperation project was being
amended to include more ecological aspects of silviculture. Clearly, how-
ever, Jaakko Pöyry's primary interest was in investment for logging, since
the aim was to make the whole enterprise proﬁtable. Similar concerns
had also been expressed by this consultant in the case of FINNIDA's pro-
jects in Tanzania (Hamilton and Bensted-Smith, 1989). As inMexico, crit-
icism as regards the inventories made by Jaakko Pöyry in Tanzania (ibid
page 5), were that 1) the inventories did not consider a range of values
of the forest, they focused only on lumber value; 2) the studies gave all
the rights of extraction to the companies, not to local communities and
3) wood volumes for harvesting were overestimated, and a cutting
cycle of 35 years was assumed to be appropriate without strong evidence
that this reﬂected the re-growth and recuperation rate of the trees. Simi-
lar criticisms may have been expressed by communities in the Mexico
case, given that ejidos in Durango, Oaxaca and Guerrero were very con-
cerned about the degradation of their forests and the low economic ben-
eﬁts they received from the concessions (Bray andMerino, 2004:55–56).
In addition, Chapela and Lara (1995) show how the promotion of com-
munity forest management allowed recovery in forest values, in contrast
to the concession systems run onmethods similar to those used by Jaakko
Pöyry in their forest management systems.
However, during the ﬁrst phase, two important objectives were
achieved. The Inter-American Development Bank (IDB) loan was ac-
quired,with the objective of supporting forestry development inGuerrero
and Oaxaca and the national forest inventory was planned. This opened
for the ﬁrst time a channel for international ﬁnance to forestry inMexico,
besides bilateral cooperation; the technical training that was provided
and the inventories supported already in Oaxaca and Guerrero should in
principle have proved useful in developing the national inventory meth-
odology. However, this methodology was contested byMexican foresters
who claimed that it did not reﬂect or coincide with the methods used in
the inventory completed in 1985, and that it would therefore not allow
continuity in terms of data. They also claimed that the newmethods did
not provide sufﬁcient ﬁeld (Caballero, 1998:188).
4.3. The context of the second phase of Mexican-Finnish cooperation:
Supporting the Mexican government in implementation of the neoliberal
forestry law of 1992
4.3.1. The political context in the Mexico of 1990s and the rural liberaliza-
tion process
In 1989, at the end of the ﬁrst phase of agreement, the ofﬁcial dis-
course under the regime of the new President Salinas de Gortari was12 FINNIDA was the government branch of Finnish development aid under the Ministry
for Foreign Affairs of Finland.that “integrated forestmanagementwill be achieved by the forestry de-
velopment programs in Chihuahua, Durango, Oaxaca andGuerrero, pro-
moting the participation of campesinos (i.e. ejidos/CIs) in forest
protection and making use of their self-management capacity”. The ob-
jective was to “reach a level of rational management that increases the
well-being of campesinos as well as the competitiveness of the forest
industry”.13 However, this ofﬁcial discourse did not reﬂect the reality
of the new trend of neoliberalism resulting from the GATT, whichMex-
ico signed in 1987, the object of which was to increase the inﬂuence of
internationalmarkets aswell as the participation of the private sector in
rural production (Merino, 2001). The new governmentwas already suf-
fering severe opposition because of alleged fraud in elections
(Ackerman, 2007), and its position on forestrywas taken up in this con-
text as an element in the public discourse on social development.
By the beginning of the 1990s, government policy in general made a
clear turn towards decentralization. In the forestry sector, there was an
important change in leadership in 1990, when the economist Jorge de la
Vega Dominguez, head of the Agriculture and Water Resources Secre-
tariat (SARH)14 was replaced by the teacher Carlos Hank González,
who had a strong inﬂuence on policy within in the ruling party. Under
the administration of SARH by Carlos Hank, an amendment to the
27th article of theMexican constitutionwasmade, that allowed to ejidos
and CIs more freedom to administer their own lands, and a program,
PROCEDE, was introduced allowing for the ﬁrst time the privatization
of ejido lands under speciﬁed conditions.Whether this resulted in defor-
estation is contested; a study by DiGiano et al. (2013) ﬁnds evidence for
this but Braña andMartínez (2005) show the contrary.Morett and Cosío
(2006):156–157) explain that this agrarian reform was linked to much
reduced government ﬁnancial support to ejidos in productive projects,
which had major impacts on community forest in the 1990s (Merino
and Segura, 2004:90).
Under these changed conditions, rural policy was based on subsidies
to support rural families individually both economically and in terms of
social welfare, but not in terms of community-based rural development
in its broader sense, and the impacts of this on forests soon became ap-
parent. Merino (2001) for example demonstrated that a government
program of support to agriculture (PROCAMPO) caused deforestation
because it encouraged land use change and expansion of cultivated
area, in addition to the cutbacks in subsidies and credits for community
forestry projects (Bray and Merino, 2004; Merino, 2001).
In contrast, de Nava and Ordáz (1994) point out that environmental
policy in the rural arena was a new theme in the National Development
Plan of 1989–1994. In this, the federal government incorporated envi-
ronmentalist criteria in all development activities, with the objective
of promoting the restoration of the environment, as well as the conser-
vation and rational use of natural resources. In particular, forest activi-
ties were regulated by the 1988 General Law on Ecological Balance
and Environmental Protection (LGEEPA),15 in which it was established
that environment impact assessments must be made in connection
with all forestry exploitation plans.
Thus again we see a confused discourse of contradictory positions,
between environmental conservation, market liberalization, land re-
form and economic growth of the country, against a backdrop of short-
age of resources for promoting rural development. The forest law that
was enacted in 1992 had the objective of liberalizing the forest sector
under the inﬂuence of the North American Free Trade Agreement
(NAFTA) (Cedeño and Pérez, 2005). This lawwas designed to strength-
en the forest sector by introducing competition and a market-based ra-
tional for management. The law aimed to simplify forestry exploitation
as regards the regulation of sawmills and to encourage the organizationgobierno_de_Carlos_S_77.shtml
14 Secretaría de Agricultura y Recursos Hidráulicos (SARH) in Spanish.
15 Ley General del Equilibrio Ecológico y Protección al Ambiente (LGEEPA) in Spanish.
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corporations. It gave special attention to forest plantations by allowing
plantations over 20,000 ha and encouraged the participation of NGOs
and peasant organizations in the new National Forest Council (Bray
and Merino, 2004). As an important innovation, the law decreed the
de-regulation of forest technical services activities and opened the pos-
sibility for forestry technical services to be provided by the private sec-
tor; up till then, all such services has been provided by the government
(Merino, 2001).
The most important change created by the law of 1992 compared to
that of 1986 was the move away from a social focus in local-level forest
management, towards one driven primarily by market considerations.
Thiswas evident on the onehand in the lack of incentives for productive
programs for timber extraction in the communities and on the other
hand by the lack of provision for monitoring the quality of forestry ser-
vices, whichwere now largely in the hands of private forest consultants.
In many cases this led to exploitation of communities by service sup-
pliers. As a result of what many consider to be excessive liberalization,
the law has been accused of stimulating forest degradation and illegal
logging (Merino and Segura, 2004), but at the same time it opened im-
portant new spaces for NGOs to enter into forestry in support of com-
munity forest management, often with the assistance of international
ﬁnancing.4.3.2. Development in the second phase: Integrated forest management and
forest plantations
In 1992, Europe was suffering an economic crisis that impacted the
ﬁnancial support from Finland to the project. Reduced Finnish funds
meant that Mexico had to carry a larger share of the burden and ex-
plains why there were no Finnish professionals permanently located
in Mexico. It is possibly for these reasons that at the beginning of the
second phase, signed in 1991, the programabandoned its earlier central
focus on communities in forest management and moved more towards
industrial development.
In any case, the immediate goals in the new phase of the agreement
were 1) sectoral planning, and strengthening of national forest resource
assessment; 2) Integrated Forest Management for the basic units of
management (community forests), in which the environment,
economy and, speciﬁcally, social components were included; 3) devel-
opment of forest plantations linked to PRONARE (restoration and
conservation) and productive purposes, including technical training
and advice and development of planning tools; and 4) training of mid-
dle management for forest industry, which was identiﬁed as a bottle-
neck in productivity.
At this time, pilot projects in Veracruz, Oaxaca and Jalisco on sectoral
planning were supported, and the work on the national inventory was
limited mainly to training and workshops. As a result of the pilot pro-
grams in the selected states, a computer program for the economic eval-
uation of forestry projects (EVAPRO) was developed. Its aim was to
improve feasibility assessment of forest ﬁnance proposals. In the forest
plantations program, the intention was to continue working in the
existing plantations in La Sabana, the FAPATUX plantation area in Oaxa-
ca. However, in practice new plantations were started elsewhere
through a national subsidy program with a strong focus on commercial
viability. A computer system to evaluate commercial plantation projects
(EVAPLAN) was developed.
However, as we demonstrate, the most important achievements in
the second phase were the promotion of SICODESI as an integrated
management tool and the forest plantations programme, both with
strong inﬂuence in the later forestry in Mexico. The idea of integrated
forest management presented a vision of forestry that certainly helped
in the later adoption by government of Sustainable Forest Management,
while the plantations project had a deep inﬂuence in forest programs
that continue today, both in terms of the concept of plantations and as
a strategy for forest development in general.4.3.3. Moving towards integrated forest management planning
The adaptive forest management planning tool (SICODESI) at the
ejido/CI level was now considered by government an ideal method
that would allow community management to be applied under the
new context of the law of 1992. However, the ideas of “integrated man-
agement” conceived as part of the framework the liberalization of the
forestry sector, were very different in essence from the integrated man-
agement concept conceived under SICODESI, as they were largely limit-
ed to production aspects. According to SICODESI (SARH, 1992),
integrated forest management planning consists of two separate steps,
strategic planning and operational planning. In other words, ﬁrst it is
necessary to zone forest land for different uses and to develop realistic
timber production targets based on the current production potential,
taking into account the natural growth characteristics of the area and
the pressure for land use change caused by other activities. The second
objective was to identify alternative scenarios from which ejidos could
choose.
SICODESI took on an important role in political terms, mainly be-
cause it stressed the importance of the owner in the decisions about log-
ging, investments, logging intensity and kind of products obtained. The
advice of the developers of SICODESI was to strengthen the owners'
(ejidos/CIs) role in making decisions under the forestry legislation of
1992, and reduced the inﬂuence of private forest technical services.
This however was difﬁcult because of excessive technical requisites for
approval of management forestry plans, which made it impossible for
most ejidos and CIs to do the work themselves. Another important
point was that SICODESI included social and environmental impact as-
sessments which were no longer required by the new forestry law.
In summary, the interviewed experts who participated in phase 2
thought that the forestry law of 1992 led to lower quality in planning
the development of forestry activities at community level. They de-
plored the change which reduced the role of forest owners as subjects
of the law and subjects of a development policy, and the introduction
of what they saw as excessive environmentalist measures. They also
noted the increase in costs to producers as a result of increased bureau-
cracy and demands for authorizations and recognized that this made
community forestry less viable, while at the same time there were few
direct ﬁnancial incentives from the government to support the commu-
nity forest management.
5. Discussion
Several points emerge concerning the importance of the Mexican-
Finnish cooperation in terms of policy inﬂuence. Firstly, this program
had the objective of strengthening communities and allowing them
more space for negotiation with government on forest matters, and it
succeeded in this to the extent that it opened and kept alive the debate
within government about the importance of community self-manage-
ment of forests. While important forces within government were pro-
moting industrialised forest management and the creation of large
scale forest industry, the Mexican-Finnish cooperation program was
critically important in ensuring that the idea of integrated forest man-
agement and real control of resources and local based industry by com-
munitieswas present as a policy goal even if it these objectiveswere not
fully attained. These effortsmay to some extent have been inﬂuenced by
traditions of forestmanagement in Finland,where althoughmuchof the
forest is owned and managed by private individuals, a well-established
multi-level network of local, regional and national associations is con-
cerned ‘about the condition of forests and about the interests of forest
owners in forest management and timber sales’ (Jylha, 2007: 46).
Local associations reﬂect the mutual concern of forest owners and
‘take care of most of the planning forestry’ (Jylha, 2007: 45).
In addition to creating this space for the voice of communities to be
heard in the political sphere, the program concretised and provided
practical means for communities to develop their own forest manage-
ment systems and forest industries, using tools especially developed
16 The General Law of Sustainable Forestry Development (LGDFS), decreed in 2003, de-
creed ‘units of forestrymanagement’ inwhere the government has the duty to organize to
forest owners; this organizations were called Regional Associations of Foresters (ARS).
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This took the potential for real community forest management one step
closer to reality. In this case, the program did not allocate the ﬁnancial
support through NGOs, nor did it help to create new organizations. On
the contrary, by working at multiple scales, from local to national, and
particularly on multiple issues (from plantation management and
large scale industries to forest inventory and to community level prac-
tices) theprogramwas able to open channels for theﬂowof information
that actively strengthened the Mexican discourse on community man-
agement. In all of these instances, the fact that in Finland itself the tradi-
tion of multi-level organizations of private owners is deeply embedded
in forest policy and is considered ´normal´ (rather than just a strategy
proposed toMexico as a developing country) may have been inﬂuential
in theway that this policywas adopted inMexico. It is important to note
that the planning of the cooperation program took into account the ex-
perience and expertise of Mexican foresters in dealing with communi-
ties, at a time when these were starting to demand their own
management and participation. The history of the cooperation program
throws light on global discourses relating to the inﬂuence of external ac-
tors in the community forestry. In particular it indicates that require-
ments for authorisation from the centre make community control
over forest less viable, particularly when there are few direct ﬁnancial
incentives from the government to support it (Ojha, 2006; Ferguson,
1990; Chomba et al., 2015; Lund, 2015; Scheba and Mustalahti, 2015).
However, in contrast to these critical articles, we ﬁnd that the inﬂu-
ence of international cooperation in Mexico has been important in pro-
moting community management in political terms, mainly because the
external actors were able to foster the understanding that communities
are able to make the decisions about investments, logging operations,
and the kinds of products to be obtained (not only timber but also
non-timber forest products, water resources etc.). This successwas pos-
sible in a cooperation environment in which proposals were conceived
in amutual understanding between ‘externals’ and the domestic policy-
making process.
In contrast to the Finnish-Mexican cooperation, in the GTZ coopera-
tion (Armijo et al., 2010) there was evidence of lack of communication
between central ofﬁces and regional processes that may caused misun-
derstanding in cooperation process, although GTZ had a positive effect
in the regional forestry organization. Despite the fact of FINNIDA did
not achieve immediate success in the regions in which it was working,
activities that were led by both Mexican and Finnish participants at
multiple levels, strengthen the leadership of planned activities which
in turn had impacts on forest laws. Furthermore, the important impacts
resulted from the continuity of processes which had started in the early
1970s, that is, before the 9thWorld Forestry Congress which promoted
interest in a more social approach to forestry.
As regards Bernstein and Cashore's (2012) four pathways and their
related propositions (Table 1), it is ﬁrst evident that pathways 1 (inter-
national rules) and 3 (markets) did not enter the picture at all in the
case studied, although there is some evidence that propositions 2a, 2c
and 2d may have played a part. As far as 2a is concerned: agreements
made as a result of the 9thWorld Forestry Congress may have put addi-
tional pressure on the Mexican government in terms of adopting social
strategies in forestry, but Mexico had already started down this path
with the Finnish Guerrero project. The long duration of Finnish cooper-
ation is reﬂected in proposition 2c, in the ‘resonance’ gained by the Finn-
ish cooperation in respect to broader goals -or even culture, whichwas a
result of mutual cooperation and not of a direct intervention. Even
though the ‘resonance’ did not result directly in the design of a new
law, it was important in the efforts to include social aspects in the forest
law of 1986.
There was certainly cultural and political resonance as regards com-
munity management with at least some of the government ofﬁcials in-
volved, as there was a pre-existing (political) movement for a more
social approach to forestry (2d). Much of the learning was achieved
through the fourth pathway, direct access.Mexican-Finnish cooperationmanaged to inﬂuence the policy processﬁrst by providing ﬁnancial sup-
port (though not via civil society organizations, as suggested by 4a) and
later more importantly through technical and training fora (4b) which
supported the Mexican government in the implementation of its own
new forestry law. This technical and training support may indeed have
been the core factor behind the achievements that can be observed.
Following Bernstein and Cashore (2012), it would be expected that
the programwould have hadmore inﬂuence through addressing specif-
ic questions that improve particular practices (4c), rather than though
tackling larger issues. However, this is not fully supported by our analy-
sis. The ﬁrst aim was to promote forest industry in a particular area
(Guerrero state); however, the Mexican-Finnish cooperation went
deeper and shaped wider objectives by trying to strengthen forestry
planning in general. While practical management activities were sup-
ported (for example the manuals for use in community self-manage-
ment, and training in forest inventory), at the same time much larger
policy issues were addressed, including the promotion of a proﬁtable
plantation activity and support for the notion of community self-man-
agement as a viable policy. Finally, the Mexican-Finnish program
made no attempt (4d) to directly inﬂuence either of the forest laws
that were promulgated during the period (the laws of 1986 and 1992)
even though the second of these, by introducing stronger environmen-
tal protection regulations and associated bureaucracy, made communi-
ty forest management more difﬁcult and less viable in practice.
6. Conclusions
We conclude that Mexican-Finnish cooperation took a many-
pronged approach and worked at different scales throughout the
1980s. The split in visions within the Mexican government allowed
the Finnish program to negotiate by taking elements from Mexican
‘techno-bureaucratic doxa’ (Ojha, 2006) promoting centralized forest
industry, while also supporting the social production or local coopera-
tive scheme, promoting forest organizations of ejidos and CIs.
With reference to our analytical frame based on Bernstein and
Cashore (2012), theMexican-Finnish cooperation programwaswithout
doubt intended as a form of direct intervention with a view to inﬂuenc-
ing policy. Much of its success in this can be attributed to the strong el-
ement of training that was included in the package and the fact that the
learning was really considered a two-way process. Finnish academia
and students were heavily involved in practical exercises and experi-
ments in Mexico, and indeed many became consultants and went on
to carry the lessons fromMexico to other countries with which Finland
had forestry development cooperation programs later.MeanwhileMex-
ican professionals were trained in Finland, and the program included a
large component of workshops inMexico involving a wide range of for-
estry staff e.g. on forest inventory technique and plantation
management.
The most important impacts in long term of the early Finnish-Mex-
ican cooperation are still visible in Mexican forest administration. The
impacts and effects are shown in Table 2. The results of the later part
of the program are reﬂected in forest owners associations16 and in
the establishment of small and medium size facilities managed by
owners, − and in terms of the ‘self-management’ idea which has its
roots at least partly in SICODESI.
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